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be cut to $140,000,000. but ho shows how
and where the cutting- can be done.

In one of the most complete and comprehensiveanalysis of State finances
ever made, the new Governor not only
points the way to economy but he sets
up the sign posts along the highway and
tells the officials that they must go in
the direction lie indicates or got out.

All the proposed Increases for 1921
for this year's budget are cut out with
one slash of tho knife, and amount to
$58,740, ii»3. That covers salary increasesand proposed new construction
and "pork barrel" appropriations. The
Governor gives notice that no new positionsare to be created; that there are
to be no salary increases; that no new

projects are to be authorized until those
under way are completed, and Insists
that the State buy its supplies at the
same price the public pays, instead of
keeping on paying proliteers and gougers

I their war prices.
Tho system of reckless public printing,one of the oldest and best methods

of piling up big bills for patronage purd:.poses. Is to be revamped. The Governor
gives notice that the custom of printing
tons of useless documents must cease.

Many millions can be saved in thai item.

Some Specific Savings.
Another million is to be saved in the

consolidation of the six tax agencies unIderone head; probably $1,500,000 In the
salaries for employees, who were paid

, from special funds; at least $1,000,000
in the reorganization of the Industrial
Commission; $750,000 in cutting out
special supervision work over schools;
probably $500,000 in the Military TrainingCommission. No estimate is made
of the saving that can be accomplished
by adopting the general policy of reduc-
ing office forces generally.
The Governor shows that it will be

comparatively simple to cut out even
more than $61,000,000. which he insists
on being saved.
Through a board of control and the

new checking system which the Governorrecommends be established in
dealing with State finances, businesslike
methods of handling the State's money
and adjusting expenditures to income
will be worked out.

In proposing abolition of the State ExciseDepartment the Governor recommendsthat the State enact a liquor enforcementlaw patterned after the Volsteadact.
The message brought forth the strongestterms of praise from members of

the Legislature.
"Tt is a wonderful document," Senator

Lusk, the new majority leader, said,
"every recommendation the Governor
makes means not only saving of money
hut a big improvement in the business
administration of the State."

"I have read the Governor's message
nn-.l am in complete harmony with his
recommendations," said H. Edmund
Machold, the new Speaker of the Assembly."T intend to do everything in
my power to help in carrying them out."

GOV. MILLER'S MESSAGE
TO THE LEGISLATURE

Text of Recommendations on
State's Finances.

Albany. Jan. 5..Following: Is the
text of Gov. Miller'* message delivered
to the legislature to-day:
To the Legislature:
The operations of the finances for

general budget purposes of State governmentfor the fiseal year ending June
30. 1020. were as follows:
Revenue reeolpt*:
General property taxes f 15.05S.117.01
Special taxes 91,OIK.012 11
Other general revenue* 7.511.217.91

Total ft 11.191.000.99
Expenditure*:
Administration, maintenance
and operation f47.902.427.19

Fixed charge* and contribution*19.it90.717.9S
Capital outlays tM25.010.75

Total t!»4.024.219.47
Evce** nf receipt* over expenditure*S2t.9il7.10l.52

The following Is n stntcmcnt of the
operation* for general budget purposes
for the rear ending June 30, 1921, as
estimated
Estimated RevenueGeneralproperty taxes:
Pinking fund. Ac f19.4fiS.S9fl.94
Pehool teacher*. Ac 19.494,190.00
General purpose* 13,116.47
Court and stenographer*' tax 011.471.30
Armorv taxes 1 .Otss, 103.37

SpecialtaxesExcise(liquor taxi 275.000.00
Corporation tax 33.700.000.00
Personal Income tax 1(1.14)0 000 00
Organization of corporation*. 1.100.000.00
Transfer* (InbeH'anee taxi.. 17.900,0(10.00
FtocU transfers (stamp tax). 9.520. (100 00
Mortgage tax 2,750.000.00
Motor vehicle* 4.031.000.00
Otl.er revenues aid recelpta. 7.713.900 0)1

Total estimated revenue.. .f!29,900.000.5H
Estimated Expenditure:

Judgetappropriations111 fnrre
July 1. H»20. $I41.$88.474 3$

Appro prlatlon*
made nt th« »*- ,

,j traordtnary Reunionof thelegislature,September. 1920... V334.432.21

II40.210,900 04
Tloduet:
Estimated lapsed
balance* ofimpropriations.
1020 1021 2 000.004.04

Total estimated expenditure* 142.319.006 (10

Estimated exres* expenditureover revenue $12,310,004.02
Surplus Account:
Estimated for the year ending
June 30. 1021

ralsnre July 1. 1020 $31,303,400 43
I»edtirt:
EstimatedexciseexpenditureoverreveInueas shown

In abovestatement $12,M$.00S 92
Estln atedcontingent:*

I serves andadjustmentIn
the account*.. 1.044.440.63

13,:.10.00fl.S3
) .-<t (mated surplus July J,

I 918.073.MK.96
I. « pendIf ii rr< for Fiscal Vrnr,

Capital expenditures for the -rvmr end»: .«June 30. 1 !«2rt. were $16,396.227 92,
\e.s onti"»"**i with $17,079,773.20 for the

preceding fiscal year.
The total State debt, both funded and

temporary, on June 30, 1920. was $239,960.017.33.The sinking funds amounted
! to 169,499,475.23, leaving a. net debt of

3169,360,542.11. a reduction of $5,094,992.03below the preceding year. There
ore yet to he issued under authorisations
176.300,onu of bonds, consisting of $45,oOO.OOOsoldiers' and sailors' bonus
bonds, $6,800,000 for barge canal terminal.$20.oiui.000 for highway Improvementsand $5,000,000 for extension of
the State forest preserve.
On the assumption that the present

revenue laws will continue In force and
that the law levying a tax of 1.50 mills
for school teachers' salaries will be reenacted.the resources of the State avail.nhie for the general budget for the fiscal

*" year commencing July 1, 1931, am aatll

I
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mated by the Comptroller, are as fol-
low s:

Estimated Revenue 1921-1922:
General property taxes:
Sinking funds, Ac 113.702.340.00
School teachers' salaries, Ac.

H.30) 19.835.0o0.00
Court and stenographers' lax 030,000.00

Special taxes:
Kxclse (liquor tax) 200.000.00
Corporation tax 30,830,000.00
Personal Income tax 10.500.000.00
Organization of corporations. 14no.000.00
Transfer (Inheritance tax)... 17,300 000.00
Stock transfers (stamp tax). 8,520,000.00
Mortgage lax 3,730.Oho.00
Motor vehicles 4,635,000.00

Other revenues and receipts... 7.013,000.00

Total estimated revenue... .8123,830,240.00
Estimated surplus July 1, 1921. 18.745,393.00

Total estimated reaouroaa. .9142.581,835.00
I doubt that sufficient allowance has

been made In those estimates for changtIng economic conditions which may unfavorablyaffect the revenues. The small
item of $200,000 liquor tax should be
eliminated from the estimate, if the
Legislature adopts the recommendation
which I shall later make to repeal the
present liquor tax law. thus abolishing
the Excise Department, and to pass a

simple act to enforce the Eighteenth
Amendment of the Federal Constitution,
coiuormable to the act of Congress on

thd subject and enforceable by peace
officers as other laws are enforced
Considering the uses for which liquor
may now lawfully be sold, the small
amount of revenue from that source and
the expense of collection, it does not appearto be either expedient or wise to
continue that tax. There are other
sources of revenue which I should ex

peet to yield less than the estimate. At
any rate, it will allow only a small fuc-
tor of safety to put the maximum of;
appropriations permitted by the estl-
mated resources at $140,000,000. Even
that sum will practically exhaust the
surplus, and if maintained the following
year will then require additional tax-1
ation.

For Hlirld Public Economy.

We should strive to re<nice and more

equally to distribute the burdens of taxation,but first of all we must stop the
tendency of recent years to Increase
those burdens. Unnecessary, unwise
and burdensome taxation, local, State
nnri national. Is In my judgment one of
the chief causes of present economic
conditions, from which the least able
to bear them will suffer most. Wo have
suffered from inflation, some of it tinnecessaryand artificial. We are now

suffering in part from a tendency artificiallyto deflate, whereas sound economicconditions will only be restored by
the gradual retirement of debts, both
public and private, from savings. Pro-
duetion, Industry, economy and thrift
are essential to the solution of our

economic problems. The Government
c * et the example and must encour-

age private thrift by practising the most
rigid public economy. I know of no policywhich the State can adopt which will
better promote the general welfare than
that.
We have then $140,000,000 in round

numbers which may he spent during the
coming tiscal year without resort to in-
creased taxation. Our aim should be to
reduce expenditures below that amount,
but in no event should appropriation
.bills he passed which will require the;

l"tn" -fldltlnnill rput'Inlf " To avoid
th:it there must be the closest coopera-
tlon between the Legislature and tne'
Executive. 1 recommend.' however, that
the motor vehicle tax be increased to
provide all the revenue needed for highwaymaintenance. The motor traffic
makes such maintenance necessary and
should bear the expense of it.

I shall transmit the total amount of
appropriations desired by each State
Department as required by Section 26 of
the legislative law without detailed comment.
The requested appropriations as tabu-

lafed by the Legislative Budget Commit-
tee total $201,641,292.43. That does not.
include the amount needed for interest
on and amortisation of the bonds approvedby the people on November 2 for
the soldiers' and sailors' bonus which, if
the whole $15,000,000 authorised be is-1
tied, will amount to $4,050,000. When
we consider that numerous requests for
other appropriations are always made
during the legislative session, the size of
the task ahead of us becomes apparent,

Increase In State Expense*.
The requests died last year at this

period totalled $141,824,691.60, and the
appropriations at both sessions of the
Legislature, signed by the Governor,
totalled $145,219,906.60, including $20.-
530.000 for teachers' salaries not in-
eluded among the requests filed at the
commencement of the legislative session.
The startling gross and per capita -ncreasein the cost of the State govern-

merit for the last ten years Is exhibited
by the following: table: 4

ForBudge* Per
year. appropriations. capita.
1012 $43,074,102.58 4.01

1013 52,3446.."02.33 5.53
1014 59,405,600 97 <1.21
1015 47.sno.527.74 4.04
1910 63,907,271.8(1 6 51
1017 59,103,450.08 5.93

1018 70.742,834.2 1 7.80
1010 81.525,271.31 7.05

f"0 05.840,083.77 9.22
1921 145.21fl.900 HO 13.79
Many factors account for the increase.

the largest single one undoubtedly being
the new functions and activities under-1
taken by the State. The time has now
come to make a survey of the State's
activities with the view of eliminating
those whose results do not anncar to be
commensurate with their cost. If It be
granted, as I assert, that the greatest
good to all the people of the State will
result from establishing the practice
both in government and in private life
of living within our means, It necessarily
follows that we should eliminate those
activities which are the least essential,
the least productive of good.
The following Is an approximation of

what may be termed fixed charges:
Debt service, including $4,050,000for bonus bonds should the
whole amount authorised be
Issued $17,752,343.53
Pensions 475,000,00
Kural post roads, Federal aid 5,250,000.00
Highways, .State atd. Including
how man Act 4.340,000,00

.lodgments (other titan canal). 100,000.00
Support common schools 33,50n,ono.<)0
Academic Quotas 550,000.00
Attendance academic pupils... 100,000.00
Rooks, apparatus and standard
works ofart 150,000.90

Non-resident tuition 850,000.00
State scholarships 300,000.00
State scholarships, soldiers antl
sailors 30,000.00

Industrial teachers, scholarships 50,000.00
Teachers' annuities 85,000.00
I>,.i,>hlltte»li.e. r> h v . t e a I 1 v

handicapped person*
"

100,000.00
Csnal Judgment' 8,778,313.23
Construction authorization* In
nrm of appropriation* 25,031,750.00
Total 102.302.400.75
Demand* Rraolutr (anriar,

When il la -onsidered that that Hat
Includes no'/ilng for highway maintenance,/»; which *7.500.000 wna ap!propr|s**d last year and $15,000,000 Is
requested thla year, nothing for the exjx'ti.s of tlovernment, nothing for Stale
Institutions, normal schools, agricultural
and vocational schools and colleges, it
becomes apparent that the task set
cannot he accomplished without the moot
resolute courage, and that any deviation
for pereonal or political considerations
from what nppeare to be aound policy
will make the task hopeless.
from Die table last above given It

appears that the revenues have been
mortgaged to the extent of $25.031.750
for so-called authorized construction In
excess of appropriations. That Includes
$8,500,000 requested for the New York
Ptste Bridge and Tunnel Commission. T
am advised by th- Slate Kngineer that
only half 'hnt sum onn be spent this
year, so thst It will suffice to make half
that sum Immediately available and to
do the like at the next session. It
may he necessary to resort to that exIpedlent,although that merely postpones
the evil day, Aa the $8,500,000 now ranusitedla onj* a part of tho total m»~
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proprlation which the State will ultimatelyhave to make as Us share of
said construction.
That Invites attention to what appears

to me to be a pernicious custom. The
habit of authorizing projects and making
a small initial* appropriation to start
them has grown until the State's revenuesare mortgaged as aforesaid. It is
true that that enables more projects to
be started. It is also true that many
projects involve ,n larger appropriation
than possibly can be spent In a single
year. It Is also true that that method
leads to extravagance and creates situationslike that now confronting us. Many
projects are thus undertaken without
accurate knowledge of the ultimate cost,
where with such knowledge they would
not be undertaken at all, or if undertakenthey would be submitted to the
people for the approval of a bond Issue
and would not be financed out of current
revenue.

Tunnel Project Typical.
The tunnel project ts typical. It was

started by a small appropriation upon a

gross underestimate of cost. According
to present estimates It will cost the
State nearly double the amount requestedthis year. The cost of constructionis to be repaid from tolls. It was

peculiarly a case for submission to the
people after a careful estimate of cost,
and if it had been necessary to appropriatein a single year the full amount
required It would have been undertaken
In no other way. True, the Constitution
permits but a single proposal to issue
bonds to be submitted at one time. But
that limitation was doubtless intended
as a check upon extravagant debt mak-
ing. and I am far from thinking that It
is unwise.

Before any* project is undertaken it
should be necessary to count the cost!
and to provide for its financing. Undoubtedlythat may delay some projects
and prevent others from being undertaken,but it will also prevent bankruptcy.We must now finish the projects
to which the State has thus been committed,and the demands upon the Treasurymake it imperative that only such
amounts be appropriated therefor this
year as can economically bo spent duringthe year. I earnestly recommend
that no new authorizations be made
unless provision for financing them be
made at the same time. That may preventundertakings which seem desirablo,
but no purpose, however desirable, can

Justify resort to expedients which are
sure to entail a train of evil consequences.

Apart from the budget requests, the
Superintendent of Public Works has
submitted items totalling $20,375,500 for
bridges over the canals which have been
condemned, for completing the canal terminalsand for canal damage claims.
These are matters which may appropriatelybe submitted to the people In a

single proposal. They all involve a capitaloutlay in connection with the completionof the canal. They arc proper
sdbjects for a bond issue and should not
be financed out of current revenues.
The State now has so much embarked
In the canal enterprise that It must
complete it, to the end that its maximumof usefulness may be developed or
at least demonstrated as speedily as

possible. The estimates for terminals
upon which the last proposal was submittedto the people fell short of requirementsbecause of unanticipated increasesIn cost. It should now be possibleaccurately to estimate the cost of
completion. I recommend that such estimatebe made and that a proposal
based thereon be submitted to the people
at the next election.

Returning now to the budget, it will
be useful to note the principal increases
requested not already adverted to. They
may be classified as follows:
Personal service $.1.377,78.1.SO
Maintenance and operation 8,960,717.67
Deficiencies 2.854,972.02
Construction 34.085,010.Pi
Highways and bridges 0,808.000.00

$58,746,408.40
Tlie iioreming Principle*.

At the outset we may profitably lay
down certain general rules, which must
be adhered to, If we are to accomplish
our task.

1. Xo new positions should be created: Instead I trust we shall find many
to abolish.

2. There should be no salary Increases.Large Increases were made
last year and the economic trend should
make further Increases this year unnecessary.
Those two rulea should eliminate the

requested increase for personal service.
3. The authorized construction projectsshould be completed before new

ones are undertaken.
That should eliminate the increases

requested for construction. Indeed. It
would be impossible for the State economicallyto expend In a single year
anything like as much for construction
as has been requested

4. Appropriations for maintenance,
should be based on the present trend
of prices Instead of the high prices prevailingwhen the requests were formulated.
That should result in the elimination

of that Increase and in some reductions.
5. A careful study should be made of

the available highway funds and of the
most businesslike and economical way
of utilizing them. There are already
i jauntiie i. t H»oo.u,,

be spent this year. It will be necessary
to appropriate $4,727,117.15 to meet the
Federal aid apportionment of like
amount, which will otherwise lapse on

July 1, 1921. That will give an additionalsum of $9,454,234.30. With a

proper amendment of the statute, some
of those funds may be made available
for the reconstruction of existing high-
ways, which are nbw being reconstructed
out of current revenues from appropriationsfor maintenance and reconstruction.Maintenance proper and reconstructionshould be distinct. I understandthat there are many highways
which will rapidly disintegrate If not
soon reconstructed, and I recommend
that such amendment be made to the
highway law as will permit the use of
those available funds, other than the
bond funds, for that purpose. That will
obviate an Increase and make possible
a reduction in the annual appropriation
for reconstruction and maintenance. Indeed,it will make It possible to limit
that appropriation as It should be limitedto maintenance proper.

Deficiency Appropriations.
The foregoing disposes of all the Increasesrequested except that for deficiencies,as to which a special word

should be said.
The total reauests for deficiencies

amount to $9,705,453.98. of which $7.077,966.63la charged to the departments
and 33,627,487.35 la Institutional.
There may be some excuse for Institutionaldeficiencies, especially under the

highly segregated appropriation plan.
But there appears to me to be no excuse
whatever for actual operating departmentaldeficiencies. It Is the business
of the head of a department to run It
within the appropriation, but the practiceappears to be too common to use

up the approbation the first half of the
vear. expecting the Legislature to supply
the deficiency to run the department the
last part of the year rather than close
It down. I recommend that that expectationbo disappointed this year, and If
that course should result In stopping
some activities, It may afford us a practicaldemonstration of how well the State
can get along without them.
Of course, the foregoing observations

do not apply to contingencies that could
not have been foreseen, aueh as judgmentsand other contingencies. A de;partenant has no legal right to Incur nn

Indebtedness without an appropriation
and no moral right to use up Its appropriationsthe first part of tho year, thus
mortgaging next year's revenues to supplythe deficiency.
Ths Legislature should not Authorise
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the creation of an Indebtedness without
providing the revenues therefor, and departmentheads must run their departmentswithin their appropriations. A
rigid adherence to those rules will alone
prevent the derangement of our finances,
such as now confronts us, and a departuretherefrom by a department head
will be considered by me ground for
removal.

It Is fair to say that of the deficiencies
$4,572,2 74.38 are for fixed charges and
contributions. Those will have to be
met.

Flexibility In Approprlntlona,
I am satisfied that waste results from

the present highly segregated method of
appropriations. A distinction should be
made between the budget and the bill.
The budget should be Itemized In as
much detail as possible, but of course
It Is impossible to foresee a year In advancethe requirements with exact
nicety. Some items will be too large,
others too small. But If appropriations
can only be used for specified line items
the tendency is to use it all for the sped-
fled purposo, though less might suffice,
with the result that there are avoidable
expenditures for some items and deficienciesIn others. There should be
some flexibility allowed the department
head in the use of appropriations so as

to permit their maxlmun utility. And
I recommend that lump appropriations
be made for maintenance, operation, repairsand the like, except for printing,
travelling expense and oommunleatlo i,
which should be Itemized. It may be
difficult for the Legislature to know exactlywhat Items of the requests to out
It will not be so difficult to cut totals, if
lump sums are appropriated, and I apprehendthat substantial reductions can
thus be made and that necessity, the
mother of invention, will teach departmentheads how to get along on lessened
appropriations, if allowed the flexibility
which lump appropriations will afford.
The greatest Increases In the cost of
government have occurred since the
highly segregated form of appropriationswas adopted, an instructive lllus-

tlce and theory.
Of course, the foregoing observations

do not apply to personal service. As to
that I have this observation to make,
appropriations should bo made for the
position, not for the Incumbent, and
there should be greater effort at uniformityin all positions of like grade In
the State service. That does not mean
that the lower salaries should he increased.1 have no doubt that a careful
survey will disclose many salaries too
high for the duties performed, or indeed
the abilities of the incumbents. Such a
situation inevitably results from the
practice of fixing salaries for individuals,necessarily influenced by personal
or political considerations. Such' a surveyas I suggest cannot be made in time
for the present session, but we can at
least slop further increases until one can
be made. I am not suggesting a niggardlypolicy. By eliminating tho uselesspositions the State can pay the Incumbentsof the others what they deserve.

Elimination of Wa*tr.
The Legislature will l»e compelled this

year, as it has been in the past, to make
appropriations without the aid of that
careful survey of departmental work
which is requisite. Some mistakes will
no doubt be made, though, of course,
care will be exercised not to hamper any
essential activity of the State. The
briefest survey of the growth of appropriationsfor the past twenty years con-
vinces me that great reductions can be
made without interfering with the effl-
clent administration of the public busl-
ness. That growth la shown by the fol-
lowing table:

1PU0 $23.930,377.841903 20,703,270.07
1910 42,075,4.70.80101.7 63.997.271.80
1920 145,219,900.00

It is Inevitable that with that expansionthere has been a corresponding accumulationof overlapping and duplication,of obselete methods and of comparativelyuseless work. Customs and
practices, once developed in public business,seldom change, however obsolete:
or Inefficient they may become. We
must address ourselves to the task of
elimination of waste effort, of obsolete
customs and practices and the substi-j
tution of modern business methods. The
heads of departments should be able to
tell us how that can be done without
Injury to the eervlce. but they are bound
to survey the problem from a different
angle. They are not confronted with
the task of apportioning the available'
funds among all the State's activities;'
Instead they are bound to'magnify their
own work, and the moro competent they
are the more they are Imbued with its
importance. Wo are confronted with
the task of determining relative Importance.and of eliminating the least
Important. Moreover, department heads
are subject to strong InfluenceB within
the department which oppose change.
We are confronted this year with the

necessity of doing the best we can with
the data at hand and with the help of
department hends. The more help we
get from the latter the less likely shall
we be to fall Into error. The Legislature
has taken a long step forward In the
preliminary preparation of the budget.
The work of the legislative budget committeehas been of great assistance to
me. Hut a further step needs to be
taken, and I reoommend the creation of
a permanent organization with ample
power to survey the work of all departmentsand not merely to compile estimates,but to revise them.

AarHioy and Authority.
The Important thing 1« that a proper

agency be created responsible to proper
authority. I do not think It useful to
discuss the respective merits of legislativeor executive budget plans. The
vital thing Is to create the agency, and
It appears to me that that can be done
wlthfiiit Inforfnrlmr urlth tVia flinfiHrtna nf

either the legislature or the Executive.
Both must co-operate to secure the deHiredresult It Is desirable that both the
Legislature and the Executive have first
hand knowledge of the work and meth-
ods of aueh an agency, and equally deslrnblethat that work be given due
credit by both.
The State Comptroller's office Is the

one office In the State having a completerecord of all the financial affairs
of the State. In discharging the functionof audit the Comptroller acquires
knowledge of great value to the work of
such an agency. I recommend that a
board of estimate and control be created.consisting of the Governor, or such
representative as ho may from time to
time designate, the chairmen 1 of the
Ways and Means Committee of the Assemblyand the Finance Committee of
the Senate, and the State Comptroller.
That board should appoint a budget

staff, specially qualified for the work,
which, with ample power of examination.should, aa directed by the board,
make surveys and studies of all of the
Htnts'g artlfllloa with a vlnv of Intro.

duclng Improved methods, eliminating
waste and useless duplication, correlatingeffort, standardising positions of like
gride and promoting efficiency. Estimatesshould bo filed with the budget
bureau on a specified date, and under
the direction of the board should be revisednnd tabulated for submission to
the Legislature. It appears to me that
such a plan will not Infringe In any way
upon legislative power, It Is workable
find If rightly put Into execution should
give the Legislature and the Oovernor
the Information necessary to enable them
to promote efficient and economical administration.We can make a beginningthis year with such Information
as we have at hand. We should be able
next year with mors complete Info-"
tlon still further to reduce exJurisdictionI1VM two etUor luufKUi

^
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printing and th« purchase of supplies. 1
might properly bo conferred on such a
board. I

ReTldon of Public Printing.
We now have a Printing Board, con- t

slating of the Comptroller, Attorney- e
General and Secretary of State, with t
power to let the contracts, but no con- t
trol whatever over the amount of print- a
Ing. This subject has frequently been c
adverted to but nothing effective has e
been done to check what all agree to be a
a gross abuse in the amount of absolute-
ly useless printing of departmental reports,bulletins, and the like. The pow- (
ers of the present Printing Board might .

well be transferred to the proposed
board with all the additional powers [
needed to check wasto and useless expense.I also recommend that all laws '

making It mandatory to print a designatednumber of reports be repealed. A 1

saving of at least $500,000 a year should 1

be made in this item and I have no

doubt that more than that can be 0

saved. r

Uv m,, aon nf the Laws of 1918
a central supply committee of seven
members was created. I suggest that
the powers of this committee might appropriatelybe transferred to the proposedBoard of Estimate and Control
and that central purchasing of departmentalsupplies can well be conducted
through the proposed bureau to be
created under It.

I find that there are a number of employeesin different departments who
are paid from particular funds, some
from bond moneys and some from generalappropriations for construction, ana
the like. They thus do not appear in
the budget and there is practically no

check on their employment. Their
salaries aggregate in round numbers
51,500,000. There may be reasons for
temporary employments on particular
work, payment for which may properly
be made out of the appropriation therefor.It may be that those temporarily
employed on projects financed by bond
issues should be paid therefrom instead
of from current revenues. But in view
of the extent to which the practice has
grown it is obviously open to grave '
abuses, and I invito careful scrutiny of c

the subject. '
X find In the budget but few items for J

automobiles or their maintenance and '

operation. But it is common knowledge c

that a large number are being main- J
talned by the State. That is already *
rorDiaaen uy statute uniess tnere is »pyciflcappropriation therefor, and if the £

law is defective it should be amended
to make it effective. All automobiles in
the State service should bear some insigniato denote ownership. I recommendthat it be made a misdemeanor to
use a State automobile for anything but
State business.

Department Rrorxauiintion.
The Constitutional Gonvention of 1915

adopted a plan of consolidation of departmentsproviding for seventeen departments.The Reconstruction Commission,appointed by my predecessor,
recommended eighteen. The last Legislatureadopted alternative proposals for
consolidation into eighteen or tvyentyonedepartments.
There are differences of opinion as

to the merits of each plan. The most
serious objection is, in my judgment,
common to all, and that is, that no
theoretical grouping will he found in
practice to work as expected, but when
once rigidly fixed in the Constitution it
can only be changed by constitutional
amendment. Moreover, the tendency of
all of the plans Is in the direction of
bureaucracy. The rising cost of governmentis frequently ascribed to the numberof State departments. That Is not
the cause, but Is, Instead, the effect.
The cause is the constant assumption
of new functions and activities which
result In new agencies, either In existingdepartments or new departments.
A new regrouping of agencies or a
transference from one department to anotherwill not alone effect economies.
The greatest increase In administrative
expense has been In a few large departmentswhich have grown from the
addition of new activities, and, from the
knowledge already possessed. I undertaketo say that a survey of those departmentswill disclose that the activi-
ties in none are properly correlated.

Reference is commonly made to the
187 State departments as evidence of
government depravity. But the state-
ment Is grossly misleading. To secure
that number it Is necessary to count
every institution with Its local board,
every park, monument or historical commission.The total amount of appro- t
priatlons for such commissions Is rela-' t
tlvely Insignificant. No practical t
economy would result from such con- ;i

solidation, but the State would sacrifice t
the interest and attention of those who i:
now serve on such commissions without
pay.

Overlapping of Effort.

There is no point in consolidating
merely for the sake of reducing numbers.

There Is, however, much overlapping
and duplication of effort, which can and
should be eliminated. Greater efficiency
and economy can be secured by uniting
and properly correlating certain activities.
The plan of organization of some departmentsis unsound. That can be cor-

rected. |The practical question Is, shall we
correct those errors by statute where
that can bo done, or shall we continue
them until the Constitution can be
amended, assuming the people will adopt
the plan, which In substance they re-
Jected In 1916, when submitted as a
part of a proposed new State constitution?

I think the present emergency Is such
that obvious errors should be corrected
as speedily as possible. That course
will not prevent tills Legislature from
submitting to the people at the next
election one of the three proposals
passed by the last Legislature, If It
shall deem It wise to do so.
The advantage of statutory change Is

that we can proceed with caution, makingsuch changes as experience shall
demonstrate to be In the public tnterest.
I have little patience with the argil-
ment that the Legislature cannot be
trusted to mako such changes. Under
our scheme of government the remedy
for legislative or administrative abuses
must ultimately rest with the people,
who will usually ret a quality of scrIvice commensurate with their own dischargeof publlo duty.

I know of but one important consolidation,which can only be done by
constltutlonal amendment, that of the
State Engineer, Superintendent of PublloWorks, and Commissioner of Highways.The reason for that is that there
Is now too much, not too little, In the
Constitution. If I could legally do so. I
would now effect a practical consolidationof those departments, pending n
constitutions amendment, by appointing
the State Englncor Superintendent of
Public Works and Commissioner of
Highways. But I am advised by counselthat the acceptance by him of either
of the other offices would ipso factovacate his office as State Engineer. It
appears to me that economy and efficiencycan bo nromoted hv unltlnr those
departments under one head, and I
recommend at least the submission of
an amendment of the Constitution to
make that possible. 1

MnKlnerrlns Tonse) Mattel*.
I recommend that all of the engineeringwork of the State, outsirlo of the 1

Highway Department, be dono by the
State Battnee^S Offleo, end that all of
the legal work be done by the Attorney
General's office, end that other departmentalappropriations for such services
be discontinued.
To na«"> " ! rr"
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ees, the stock transfer tax and tht
nortgage tax, the State maintains eight
surwuus distributed through three dejartments,the Tax Department the
Comptroller's office and the office of
he Secretary of State. Efficiency,
iconomy and convenience of tax>ayerswould all be promoted by uniting
hese under one head. Separate offices
ire now maintained In different parts
if the State, part of which could be
llmlnated. Office equipment could be
aved and office forces could be reduced
ly distributing the peak loads through>utthe year so as to utilize the same

orce. In part at least. In different colectlons.For example, the automobile
dates now costing a large sum to dlsributecould, with but small addlionalexpense, be distributed by the
orce in the Income Tax Bureau, through
he same offices now maintained for
he cpllection of that tax. Moreover, the
nformatlon obtained In the assessment
f one tax is often useful in the assessnpntnfV nthrra.
The present method of assessing Inleritaneetaxes Is unduly expensive. The

atlo of cost for the past four years
las been as follows: 1917, 4.58 per
ent.; 1918. 5.26 per cent.; 1919, 4.73
>er cent: 1920, 3.11 percent The relalvelylow rate In 1920 was due to ablormallylarge collections from a few
states. The percentage of cost has
>een too high and has always been too
ilgh, and that has been due to cumbcrlomeand expensive methods and to a

ystem which has admitted of abuse of
>olltical patronage. The expense, for
he most part, is deducted from the tax
lel'ori! it Is paid In to the State Treasury,
vitli the result that there has practically
>een no check upon it, the Comptroller,
he auditing officer, being the one

barged with the administration of the
aw. The cost of collecting that tax
.lie last fiscal year was more than
1750,000, but the budget disclosed ap>ropriationsof less than $75,000 for
hat work.

Tux Collection Revision.

Due to the method of assessment It
s necessary to employ in the larger
ounties appraisers and attorneys, the
atter on a fee basis, and the custom
las grown to make special designation
n the case of large estates. I know that
l very large part of that work Is wholly
lerfunctory and could as well be done
>y a clerk in the department.
It has been thought In the past that

lome such method is necessary to presentestates from escaping taxation in
vhole or in part. I am satisfied that. If
ver sound, that reason no longer exists,
rhe State now has too many ways of
becking estates, which experience has
>roved to be efficacious, to make it necessarylonger to maintain that cumbersomeand expensive method.

I recommend that the entire method
>f assessment and collection be revised,
hat the local appraisers and attorneys
>e entirely eliminated, that the tax be
issessed by a transfer tax bureau of the
State Tax Department, with Jurisdiction
n the surrogates' courts to review the
issessment in case of complaints, the
State to be represented on such review
>y the Attorney General's office. The
aw should, of course, provide that no
kti/l/.n uU/i»il.1 Ko mnrlo V\tr tVia aitvrACTQ fa

lettling the accounts of personal repre;entativesof decedents without the proluctlonof a receipt for the payment of
he tax, and proper penalties should be
mposed for delays In payment.
One million dollars Is a conservative

estimate of the saving: that can be expectedby a consolidation of the forejoinstax agencies, and in my Judgnentefficiency and convenience of taxlayerswill also he promoted.
The question Is, In what department

thould those activities be placed and
iow should It be organized?
There Is ono controlling reason, which

n my Judgment requires that all tax
ictivltles be grouped in a single tax
lepartment, and that Is the necessity of
l proper correlation of our systems and
nethods of taxation so as more equiablyto distribute the tax burdens. Our
ax system Is a patchwork which has
frown without adequate consideration of
he relations of different classes of personsor of property. Seventy per cent,
if the taxes. State and local, is eontrlbitedby real property, which is now payngon the average 30 per cent, of Its
rross Income in taxes. That situation
Uscourages land owning and aggravates
he rent and housing problems in our

ingested centres.

»w Tax Department.
As an illustration of how our tax sysemhas developed, real property which

wenty years ago was assessed at less
han half value is now assessed at nearly
md in many places quite full value, but
h© rate of tax on other species of propertyhas during those twenty years renalnedunchanged. It Is thereforo 1m>ortantto bring under one head, not
nerely the administration of the indirect
ax laws above referred to. but the ddnlnlstrationof our entire tax system, tn
he.end that it may be properly correated,not only in matters of admlnisration,but In matters of substance as

veil. A State tax department charged
vith the administration of all tax laws
h thus plainly suggested.
The only other office naturally to be

onsidered is that of th© Comptroller's
ifflce. However, the Comptroller is prlr.arllyan auditing officer, and In my
udgment an auditing office should not
>e converted into a great administrative
>ffice. Th© Comptroller should undoubt>dlyaudit both revenues and expendiurcsT think he should audit the books
>f all departments, and should be given
iroad powers of examination for the
jurpose of audit. But I think ho should
tot be charged -with administration. In
ilace of the Comptroller Investing the
dnklr.g fund moneys, they should be
nvested by some other official, subject
:o his audit. Instead of his selling the
Kinds of the State, they should be sold
ly some other official, subject to his
ludit. The State Treasurer might properlybe given those duties, subject to
he audit of the Comptroller.
Should the Tax Department be headed

iy a commission or a single commlsdoner?I think Experience has demonstratedthat a commission is suited tor

lUAsl-Judlctal or legislative functions,
lut not for administrative work. I recommend,therefore, the abolition of the
iresent Tax Commission, and the Creadonof a single headed Tax Department,
ind the transference to It of all tax materswith which the State deals. The
letall of organization I shall not attempt
to outline. There should undoubtedly
t>e In the department, or attached to It,
1 board of equalization and review,
with no powers of administration whatsver,but with power to exercise such
tuasl-Judlclal functions In connection
ivlth tax mattera as may bo appropriate
to refer to such a board.

I alHO recommend that the Governor
So empowered to appoint a oommssloti
to examine Into our methods of taxationand report to the next Legislature
r. pian or revision.

Tbe Industrial Commission.

This Industrial Commission fumlshoi
a good Illustration of the evils of bureaucracyand of a commission form ol
organisation for administrative work,
It also illustrates that mero consolidationof departments will not product
Blther efficiency or economy.
That department Is a result of a consolidationIn 1915. Its appropriation Ir

1916 was $1,139,784, and It had 619 employees; Its appropriation last year wa«

12,618.787.51, and It had 1,147 employees.Its requests for the next yoAi
total 82,963,505, and the number of employeesrequested Is 1,245. It has requestsfor deficiencies, among which
- <- i-1- or < ">.300 fn- printing, ant:
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! been added to its work, but nothing comparableto its vast increase in expense.

The cause is not far to seek, and all
who have studied it appear to be agreed
that it lies in faulty organization, resultingIn both Inefficiency and extravagance.

In a report published In 1917 of the
Joint study of the commission's work
by the American Association for Labor
legislation and the Bureau of Municipal
Research, the faults In organization,
which have since become more deep
rooted, were pointed out. The ReconstructionCommission appointed by my
predecessor recommended a single head
for administrative work with a com-

mission ior quusi-juaiciai anu

functions.
A commission for administrative work

merely divides responsibility, and the
combination of administrative with
quasi-legislative and judicial work is
bound to result in inefficiency in both.
The bureaucracy, with all its attendant
evils, which has grown up in the"ilepart-
ment in but a few years, is the logical
outcome of the plan of organization, and
reflects upon no one. It was almost in-
evltable.

Tendency to Duplication,
The briefest survey of the work of

this department exhibits an evil tendencyof the time, which, in large part,
accounts for tho mounting cost of government.That is the tendency to duplicationof service, local. State and national.In tho matter of Inspection alone
there is a great duplication of service.
Inspections of precisely the same characterare now made by local inspectors
and by those of the commission, when
it would answer every purpose for the
local inspector to make duplicate reports
to the local and Stato departments.
Similarly, like inspections are made by
State and Federal employees, wnere, lr
efficient, one should suffice. In truth,
tho number of Inspectors, State and
Federal, travelling over the country has
almost become a scandal, and It must
be borno In mind that this duplication
not only Increases public expense but
unnecessarily causes private expense
and annoyance. I notice that the numberof Inspectors to be employed Is
definitely prescribed by statute In many
cases. Obviously, the department should
not be required to employ more than
necessary, and I recommend that all
such provisions of statute be eliminated,
and that where inspections are now or

can be done by local officials similar
Inspections by the State be discontinued,
A careful study should be made of this
subject with the view to such statutory
changes as will obviate the necessity of
duplication by the State of either local
or Federal inspections. On this subject,
and as Illustrative of what Is very general,in casting my eyo over the budget
requests of the Department of EducationI notice a request for nine inspectorsat $3,000 a year, or a total of
$27,000, of course Involving travellfng
expenses of at least a like amount. On
inquiry I find that their work relates
to the enforcement of the compulsory
education law, bu{ there Is no reason
that I can perceive why the work cannot
be much better done by the local superintendentsof schools. If I am right
about that, the itefcn should be eliminatedfrom the budget, thus saving in
one item alone $54,000. That is only
typical and illustrates what can probablybe done with the budget on a close
scrutiny, such as it has been impossible
for me to make.
With respect to the Industrial Commission,1 recommend that a single

headed department be created to have
charge of all matters of administration,
nnff that a board of three be attached
to the department to discharge exolu,lively quasi-Judicial and legislative
functions, such as hearing appeals In
workmen's compensation cases, pre-:
scribing rules and the like. The board
should also be clothed witli authority
to investigate labor conditions and to
deal with labor disputes, a field of serIvice, in which I trust progress can be
made.

Saving of «1.OOO.OOO.
I am satisfied that such reorganization

will result in greater efficiency and a

proper organization of the work of the
department should result in a saving to
the State of more than $1,000,000.

In this connection I desire to call at-
tention to what appears to me to be a

serious defect in the workmen's compen-
sation law. It is essential to the Just
working of the law that settlements be
mn Ho nromntlv. The theorv. of tiie law
is compensation to tide an injured employeeover the period of disability, the
relation of the employer and employee
continuing at least during that period.
It will promote better relations between
employer and employee to have these
matters put upon that basis in fact as
well as theory, and to have them at;tended to as far as possible in the normalway without the introduction of
third parties. The introduction of the
insurance carriers shifts the responsl-
bllity from employer to carrier, with thresultthat the employee has to look to
administrative agencies of the State 01
to the third party carrier. There re
suits an unnecessary barrier and es-

tratigemont between employer and employeeand inevitable delay, often to the
acute distress of the employee.

I recommend that the statute be
amended so as to require the continuanceof an injured employee on the pay
roll and the payment after the two
weeks waiting period of the two-thirds
compensation required by law, unless
ine employer ooimes me commission
that the case will be contested, in which
case the contest should be brought on
promptly for a hearing. In my opinion
that change will remove the cause of
many delays, it will promote the autoimatlc and harmonious operation of the
law and will tend to remove some of
those causes of estrangement between
employer and employee, who are fortuinately beginning to learn that their ln.terests are mutual.
The departments other than those
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